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EMI Elk MID

The publication of this document represents the first pro-
ject undertaken by the Newfoundland Division of the Canadian
\ssociation for Adult Education. It has been carried out in the
comietion that the Report of the Royal Commission on Educa-
tion nd Youth is a document whose recommendations may
deeply alive( the lives of all Newfoundlanders. The Newfound-
land Division Of the CAAE is convinced, [(Hi. that the publira-
lion of a suman of that Report is of importance not only to
educators and administrators, to teachers-in-training, and to
educational policy makers. but to many citizens whose concern
with "1"cittimi i primarily a personal ("'

Publication of this document has been tremendously facili-
tated by the generous to-operation of the main office of the
Canadian :\ssociation fur Adult l'Aticatioit in Toronto. The
New foudland Division of the CA.1E is new. and the sort of
assistance and encouragement given to the Division by the main
office augurs well for future relationships between there. :\ very
special debt is acknowledged to Mrs. Isabel Wilson, who under-
took the monumental task of condensing to present size the
volumes of what has become popularly known as The Warren
Report. Mrs. Wilson has been a capable and dedicated worker
in the rause of adult education in Canada for a number of years.
As a permanent member of the staff of the CAAE she has fre-
quently been called upon in the past to undertake similar re-
sponsibilities related to other Royal Commissions and other
agencies. We are grateful for her slyer!) effort on our behalf,
made so freely and graciously.

(Finally. we w cmld he remiss if kve did not acknowledge the
care and speed with w hid) Dr. P. J. \\ ;wren. Chairmon of the
Ito\ at Commission on Education anti 1 ()nth. scrutinized the
Wilson condensation. making this publication available as soon
as possible.

Donald Snowden. President
Ne\ foundland Di\ ision

Can,idiati \ssociation for \dull Education
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Report of the Royal Commission on Education and Youth

SUMMARY

The recommendations of the Royal Commission on Edu-
catkin and Youth spring from two basic convictions:

(1) that education is of greater importance today, both
to the community as a whole and to the individual,
than ever before in history;

(2) that the present standards of education in large parts
of Newfoundland are completely inadequate to meet
today's needs.

Why is Education So Important?

Education is of paramount importance today because tech-
nological advance is demanding new knowledge and new skills.
Employment in the old out-door jobs. such as fishing, hunting,
trapping. logging and agriculture, and in all unskilled occupa-
tions, has decreased markedly. The need in our changed society
is. on the one hand, for professional, managerial and clerical
staff, and on the other, for trained workers in manufacturing,
the mechanical trades. transportation and the service industries.
It is clear that the less able, or poorly trained worker faces
chronic under-employment or complete unemployment.

A rise in the educational standards of the working force
means technological progress and economic growth for the
community at large and a higher earning capacity for the indi-
vidual worker.

The vast increase in knowledge and the development of
new ideas about the nature of learning face the educational
system with a whole new set of problems concerning its goals
and the means of reaching them.

The rapidity of change in our society has disturbed tradi-
tional concepts of right and wrong and of the basic goals of life
and has increased the importance of the school in helping
students cultivate a system of moral and spiritual values.

High birthrates in recent years have produced an increase
in the relative number of children and young people in the pop-
ulation. Newfoundland has the highest percentage in Canada of
people 14 years of age and under and the lowest percentage



from 15 to 64. This means fewer income earners and taxpayers
and more children to educate.

Some Documentation

The Commission produces a large volume of evidence to
support its claim that what is needed in Newfoundland is "a
complete revision of our ideas in every phase of education. its
(routs. its content. organization, administration and finane:ng.
Very little of this complicated data can be reproduced here. A
few facts must serve to indicate the nature of the Commission's
findings.

Drop-out rate:
The drop-out rate in Newfoundland is extremely

With the exception of sonic schools in Quebec. the province has
the poorest record for retention of pupils in Canada. Only 43%
of the lioN s. and 40% of the girls in Grade II in the class of
1932-33 ever readied Grade Xl. Only 60.2(:1 of those who
entered Grade XI succeeded in passing it. This means that only
about .25 *of the total group of students in Grade II in 1952-
53 successfully completed Grade XI nine years later.

The major reason for the disturbingly high drop-out rate is
seen to be a narrow curriculum which either does not interest
the student or is too difficult for him. Failure brings repetition
of grades. The student becomes over-age for his grade and is
soon too bored. discouraged, or both. to go further. The limited
facilities in many schools and the relatively untrained teachers
compound the undesirable effects of their limited program.

The Report underlines the fact that the situation is very
much worse in the smaller, rural schools.

Pupil Achievement

The Commission initiated a study of pupil achievement in
Grade VIII and Grade XI, using recognized American testing
methods.

The level of achievement for Grade VIII was found to be
closely associated with the size of school. Small schools in re-
mote areas are far below the achievement expected in test
norms. The effects of size and location are seen in the fact that
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results are better in large elementary schools outside St. John's
than in central high schools of comparable size outside the city.
The reasons arc seen to be because larger elementary schools are
in less remote areas, the qualifications of teachers of Grade VIII
are higher in large elementary schools than in central high
schools, and pupils in central high schools are less well grounded
because they have attended small elementary schools before
reaching grade VII.

Language skills and arithmetic problem solving were the
two lowest subject areas in tests for Grade VIII.

Tests for Grade XI were fairly satisfactory. But this was
considered to be at least partly due to the high failure rates in
Grade IX and X. Only slightly more than 40% of students reach
Grade XI and these are usually from larger communities. Grade
XI, therefore, is a highly selected portion of the student body.

The level of achievement in St. John's was much higher
than that in other parts of the province. This result is attributed
tc a higher proportion of well-qualified and specialist teachers
in the city, to greater urban opportunity and to a greater desire
for academic attainment.

Other tests:
Department of Education studies of the high failure rate in

Grade IX reveal that 56% of pupils fell below the reading level
to be expected for that grade. Nearly 27% had a reading level
below Grade VII. In mathematics, 2/3 of the sample was up to
standard.

Tests used in rural Ontario schools were employed in test-
ing Grade IV reading. Four out of every five Newfoundland
students fell below the Ontario standard for the corresponding
grade. By the time they reached Grade VII, more than half the
students were 8 months behind rural Ontario standards in vo-
cabulary and 9 months in comprehension.

A high school testing project carried out by the Central
Advisory Committee for Education in the Atlantic Provinces
showed Newfoundland students scoring as high or higher in
ability than students in other parts of the region, but consider-
ably lower in achievement.
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In all these testS. pupils in small schools in rural or remote
areas of the rmince made nuich lower scums than -those in
larger schools in populated centres.

Public ekaminations:
In general. results are' poor. Nearly ball the candidates for

Grade, I X fail each %ear. Though better. the failure rides in
Grade \ and Xl are still Again. size of school is a govern-

factor. Regional and central leigh. schools show a much
better average than all-trrade schools with fewer tttan 9 class-
room,. In one or two-room schools. 32:,; pass Grade IN.
pays Oracle X. and -I2' pass Grade XI.

Equality a Myth
The (..:ommission contends (kit equality of educational op-.

.portnnity in NC wioundlantl is a Student attainment in.
rural schools i.. far zercepled slandards. he the

smaller. :1*.1104/1. ?.eels range from one to three years
beim% those epected. Pupils in central high schools show a
better record. but dre still three months to one year below lest
norms.

A1,4ire and better-qualified teachers. bigger and better-
eivied schools and broader curriculums will be needed in any
aftempt to ;opt! with the high drop-out rate or to solve other
pillbterns.

The Commission believes that the division of authority and
responsibility in the Department of Education: and the large
mintier of small schools and small school hoards militate against
a converted 411'40 to attack the difficulties. Major changes are
needed.

Criticisms of the Department of Education
Much of the Comission's criticism of the operations of
Department of Education centres around the role of the

Council of Education. This body consists of the Minister. his
Deputy. the five Denominational Superintendents Roman
Catholic. Anglican. United Church. Salvation Army. and Petite.,
costal Assemblies and the Superintendent of the Amalgama-
ted School Service. It administers the denominational school



services and has "the authority for all educational policy dealing
with school boards, schools and teachers under the Education
Act".

The Commissioners see the Council as the chief obstacle to
educational change. The principle of majority rule is not fol-
lowed and each superintendent has the right of veto. Decisions
reached by unanimous consent are often weak decisions. Fre-
quently there is no decision at all. The threat of veto inhibits
innovation and leadership. There may be inordinate delay even
in attacking a problem, since the Superintendents in Council
must consult their five separate denominational committees.
and members are in widely scattered parts of the province. It
would appear that decisions are often made more to safeguard
denominational interests than to promote sound educational
principles. The Commissioners heard the charge that superinten-
dents are sometimes appointed for denominational loyalty
rather than for professional competence.

The Deputy Minister represents the government in the
Council. He has overall responsibility for the administration of
the Department of Education. but no direct contact with school
boards or teachers. The superintendents are responsible to their
churches for policy-making and to the government for the ad-
ministration of schools in their own denominations. If the
Deputy's counsel is not accepted; he can only advise the Minis-
ter to withhold approval of Council decisions. There are no
clearly established lines of authority. The five denominational
superintendents operate on a virtually independent basis.

The Commission believes that there is a serious shortage of
highly specialized personnel within the Department. There are
no subject area supervisors, no co-ordinator of psychological
services, no director of physical education, no supervisor of re-
search, no guidance director, no division of special services, and
only one senior curriculum official.

Almost all major submissions to the Commission called for
change. Roman Catholics wanted to eliminate the structural
weaknesses in the Department but to safeguard the constitu-
tionally guaranteed denominational rights. Most of the other
churches advocated a major change from denominational
control.
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Proposals for Reorganization

The Commission recommends that the Department of Ed-
ucation be organized along functional rather than denomina-
tional lines. It proposes that the Council of Education be abol-
ished and replaced with a system of advisory bodies. The claim
is made that this would not constitute a major infringement of
denominational rights since the Council itself is actually in an
advisory capacity to the Minister. Through the system of advi-
sory bodies, the churches would continue to exert a strong in-
fluence on policy-making at the Departmental level. Adequate
provision for religious education would be assured by assigning
legal control of religious programs to denominational commit-
tees and local school committees. No church would be official-
ly represented in the Department of Education, but any church
could operate schools locally, or work with other churches in
operating them, provided they met minimum standards. In the
present organization of the Council, the views of those favour-
ing interdenominational schools are not formally represented
when policy is being worked out.

The Commission sets up some guidelines for a reorganized
Department. There should be:

clearly defined lines of authority and responsibility;'
co-ordination of various levels of instruction and
educational institutions in the province;
greater emphasis on the role of leadership;

. long-range educational planning and research;

. necessary specialized services to local school units to
stimulate them to go beyond minimum requirements;

. an effort to attract and retain highly competent
personnel;

. a regulatory function to ensure a minimum program;
an effort to free top-level people from much
administrative detail;

. advisory committees drawn from appropriate organi-
zations and groups.
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Departmental Divisions

The Commission recommends the setting up of four main
divisions: 1) instruction; 2) administration; 3) further education;
4) special services.

Instruction: curriculum development, supervision, examin-
ations, student aid, teaching materials, certification of teachers,
teacher recruitment. The curriculum branch must be expanded
with the addition of personnel of a high degree of professional
knowledge and experience. There must also be development
and expansion of the sunervision branch.

Administration: assistance to boards in organizational,
legal and financial problems, and assistance in the planning and
construction of schools.

Further education: branches for technical education, trade
training and adult education.

Special services: assistance to institutions and other recog-
nized bodies concerned with problems of exceptional children
and consultant role in the education of those mentally retarded
and physically handicapped. Guidance service. School library.

The overall recommendation is that a competent, profes-
sionally trained and devoted personnel be built up in the Depart-
ment. Staff should be chosen and paid according to ability,
training and experience. Senior administrative posts must be
made _attractive to the most able people, then they must be
given sufficient scope to exercise their abilities.

Role of the Chnrches

The churches should be concerned chiefly in developing
and implementing programs of religious education. and making
recommendations to the Curriculum Branch concerning pro-
posed courses. At the provincial level they should serve in an
advisory capacity. Any control should be exercised at the school,
district or school level. It is suggested that each denomination
establish a committee of its own with a full-time executive
officer.

School Districts and School Boards
The province is divided into educational districts for each

of the **recognized" denominations. There are eight sets of dis-



tricts: Roman Catholic, United Church, Presbyterians, Congre-
gational, Salvation Army, Seventh Day Adventists and Pente-
costal Assemblies. The districts for the Presbyterians and Con-
gregationalists are inoperative, which leaves six sets of opera-
tive districts.

The Commission has assembled detailed information on
the multiplicity of school districts and school boards in the
province. In 1965.66, out of a total of 270 school boards, only
22 served 1,000 or more pupils. Forty boards served fewer than
100 pupils, and 200 boards, about 74% of the total, fewer than
500. The Commission attributes the situation to: sparse popu-
lation, denominational differences, community rivalries, and
lack of adequate transportation.

Small school boards cannot supply the services needed for
modern education. They do not employ a director of education
to advise the board and give leadership to the teaching staff.
They are unable to attract and hold quality teachers and prin-
cipals. Special services, such as library, guidance, health, audio-
visual, auxiliary classes, and special subjects, such as music,
physical education and home economics, cannot be provided.

Almost all significant briefs recommended school board
consolidation. Larger school districts are seen as essential. The
Commission makes no hard and fast judgment as to size. Ex-
perts have suggested that an ideal school district might serve
approximately 10,000 students, though one of 5,000 could be
reasonably effective. The Commissioners believe there must be
a minimum of 1,500 pupils in districts in the relatively remote
parts of the province. No district composed of elementary and
secondary schools should serve less than 2,000 pupils.

Reorganization

The Commission believes that it is possible to devise a
scheme of consolidation which will result only in minor in-
fringements of the denominational rights guaranteed under the
Terms of Union. Some areas are settled chiefly by people of the
same denomination, and in such regions consolidation should
cause little trouble. In areas of relatively dense population, dis-
tricts of sufficient size might be organized within the denomin-
ational framework. But the Commission believes there should
be one overall interdenominational board in areas where there
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is a large mixture of denominations. Infringement could be min-
imized by establishing an administrative body at a lower level
than the consolidated board. Such a body would have responsi-
bility over single denominational schools, or groups of schools,
in purely denominational aspects of education.

Consolidation of school districts across denominational
lines appears to be the only way to provide schools with the
strong administration and special services urgently needed.
Small school districts are the greatest single handicap to educa-
tional progress and efficiency. Compromises must be reached
with the denominations if excessive fragmentation is to be re-
duced and further fragmentation avoided.

The Commission recommends that the province be divided
into approximately 35 consolidated school districts, and that
the provincial government appoint a school district boundaries
commission to establish the boundaries. There are many de-
tailed recommendations for the organization and operation of
the consolidated districts.

School Size

The Commission believes that the consolidation of the
schools themselves is absolutely essential to the creation of an
adequate educational system in the province. The t tuation has
been improving since 1954, but there is still a multiplicity of
ill-equipped, badly taught and badly functioning schools. In
1964-65, of 1,266 schools, 845 or 67% had fewer than four
classrooms. Only 99 schools, including regional and central high
schools, and all-grade schools, had 10 classrooms or more.

The small schools suffer from many disabilities: heavy
teacher load, lack of oversight of pupils' work, only one pro-
gram of study, no special subjects, sub-standard health condi-
tions, no adequate library, lack of laboratory equipment, lack
of spurts equipment.

Hundreds of teachers in smaller schools have less than one
year's training after Grade XI. In 1964, only 47.1% of teachers
in three-room schools were certificated, while the figure for
nine-room schools was 841%. Percentages of certification were
in the upper 90's in central and regional high schools.

The Commission has provided detail of the duplication
caused by the denominational structure: 68% of pupils attend
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school in communities where two or more denominations oper-
ate schools for all or some grades; there are 107 one -room
schools in settlements having another school of a different de-
nomination. There are many communities with three, four, or
five different denominational schools.

The Commission concludes that two or more schools in
small communities is a condition that should no longer be
tolerated. Government should resist pressure to continue the
system.

The Commissioners attempt to set up some guidelines to
govern the size of schools. No elementary school should be
built, or continued, unless it has an enrolment sufficient for a
teacher per grade. Schools of fewer than eight classrooms
should not be retained if consolidation of denominational
schools within a community could provide a school of eight
classrooms. A six-year elementary school of 12 or 18 rooms is
preferable, but it is conceded that this is impossible in some
areas. Five-year high schools should have 500 students; a three-
year high school, at least 300. But it is stressed that a much
larger enrolment is necessary to provide diversity of curriculum
and services.

The same principle of consolidation should apply for
schools as for school districts. Where practically all students are
of one religious denomination, or where there are sufficient
pupils of each denomination or various combination of denom-
inations, to provide the size of school required, the request for
denominational schools should be met. But if church schools
mean excessive fragmentation, common schools, with provision
for religious education, should be provided.

The Report recognizes the problem of the transportation
of children. It agrees it is a case of balance between the disad-
vantages of bus travel and the advantages of the larger school.
A survey has shown that the present total of 965 elementary
schools could be reduced to 401 through consolidation. If this
were done, 17% of children would require transportation, but
very few of them for more than 10 miles. A total of 40 one-
room, 46 two-room and 116 three-to-five-room schools would
have to be retained in isolated areas.

To continue to provide education in the small schools of
the province is to promote educational inequality. The denom-
inational structure is the main reason for the multiplicity of
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deplorably small schools in Newfoundland. Many people are
disturbed at the inefficiency and ineffectiveness of the schools,
particularly at the secondary level. The Commission believes
that all religious denominations are ready to collaborate to pro-
vide educational opportunities.

Teacher Supply

Teachers are divided into three broad classifications: Emer-
gency Supply, Licensed Teachers and Certificated Teachers.
Emergency teachers in most cases have no professional training,
licensed teachers less than one year, and the minimum qualifica-
tion for a teaching certificate is one year's training beyond
junior matriculation.

The record for teacher training has been improving. In
1966, 69% of teachers were certificated, compared with 44%
ten years earlier. But the overall percentage gives no picture of
the situation in rural parts of the province. In one area, only
29.1% are certificated, and in 13 districts less than one-half
the teachers are qualified. There are only 142 specialist teachers
in all schools in the province, and more than half of these are
in St. John's.

Newfoundland is the only province where teachers now
entering the profession can obtain a permanent certificate with
less than two years' study beyond junior matriculation. If two
years beyond senior matriculation were required a short-
term goal in sight in some provinces in 1964-65 only 18.8%
of Newfoundland teachers would have qualified. The percentage
of teachers with a university degree or higher was 13.4 in the
same year. These figures are much lower than the Canadian
average. Newfoundland has a long way to go to meet standards
set by the Canadian Education Association.

Newfoundland also has the lowest rate for the retention of
teachers in Canada.

The Commission is convinced that the length of training
period for certification should be increased. A profession with
high standards tends to attract and hold people. Retention is
related to the amount of pre-service preparation. A small qualifi-
cation requirement means a small stake in the occupation, but
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people do not want to waste training. Higher standards would be
particularly effective in attracting and retaining men t.mchers.

A major cause of the shortage of teachers is the small num-
ber of students completing high school. It may be that the
requirements for matriculation are too rigid. It may be possible
that all the same subjects may not be needed for admission to
Education courses as to other faculties. It is, of course, hoped
that recommendations throughout the Report would increase
the number of matriculants.

Teachers' salaries also contribute to teacher shortage. In
1964-65, the average salary of all teachers was $3.063. This is
less than the Canadian average, but the differences in maximum
of range for grades is much greater than the minimum. Salaries
must be increased in proportion to the increased level of prepar-
tion. Amounts, especially at the top. must be substantially in-
creased. The legitimate demands of senior teachers must be
satisfied. The time required to move up the scale should be
shorter.

No specific recommendations are made as to salary figures.
These should compare favourably with the average in other
provinces. Salaries for university graduates should be related to
salaries in other professional groups with similar qualifications.
The improvement of the educational system should bring in-
creased satisfaction to the teacher. There would be more sym-
pathetic and skilled supervision, improved working and living
conditions, improved pupil-teacher ratio. better facilities and
equipment.

A new committee for the recruitment of teachers is needed.
It should be representative of the Faculty of Education at
Memorial University, the Newfoundland Teachers' Association,
the school boards, and the Department of Education. Guidance
and counselling services in the schools should stress the need for
teachers and present the opportunities and satisfactions of a
teaching career. Qualified married women are seen as a source
of teacher supply, and it is suggested that teachers should be
sought from outside the province.

The Committee believes that the time has come to issue
specific certificates for elementary and high school teachers.
Specialized training for different grades would make it easier
to fill teaching posts with people specifically trained for them.
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It seems necessary to retain graded certificates, but the require-
ments for each should be stated in more definite terms than at
present.

The alloct,ttion of teachers in the province is now based On
pupil enrolment. This greatly handicaps the small multi-gyaded
school. The program being offered at a school should be con-
sidered in estimating the teachers required. Each consolidated
school board should prepare a list of staff requirements for all
schools in its district by March 31 each year. The head of the
Division of Instruction should give approval after investigation.
This would ensure the best use of specialist teachers.

The Commission studied the socki and working disadvan-
tages of teachers in isolated regions. All teachers surveyed had
5 or more grades in tlesir classrooms. The conclusion was that
the present isolation bonus does not meet the situation. The
major effort should be to improve conditions. The bonus
should not be discontinued. but it should be granted on the
condition that the teacher take further training. The fact should
be faced that there will be a greater cost per child in isolated
areas, if equality is to he the goal.

Teacher Education
The Committee approves the present system of centering

teacher education at the University. This makes possible an in-
tegrated program in which teachers can do their professional
and academic training concurrently. A multi-purpose institu-
tin. with strong academic faculties and a strong Education
faculty is much better than a single-purpose institution.

In 1949. the University established a 11.1. (Education)
course for students wishing to prepare for teaching. Academic
and professional courses are offered throughout the four years.
On the professional side. provision was made in the first two
years for special courses for those preparing as primary, elemen-
tary . or high school teachers. A special five-year program,
leading to degrees of 11.A., or 11.Sc., or R.Ed., has been set up.
This provides an opportunity for students to acquire greater
depth in selected academic subjects.

A Grade I certificate is issued on successful completion of
the first year of the B.A. (Ed.) course. This means that the
University must include a high proportion of pedagogical am!

13



professional studies on an academic background of Grade XI
matriculation. It is impossible for the University to supply a
sound base for teacher education in one year following high
school graduation. If two years of B.A. (Ed.) were required for
first certification. it would be possible to include for all student-
teachers four academic and one Education course.

The B.A. (Ed.) degree is less satisfactory for high school
teachers than for elementary. Programs for teacher education
for the former must become more diversified. Art, music,
drama, physical education, home economics, industrial arts
should be included. These are no longer frills, but necessities.
A Department of Fine Arts at the University would be of
great assistance to prospective teacher: and all students. Prac-
tice teaching must be more adequately provided for. If St.
John's schools cannot accommodate the growing demand,
other plans must be conceived.

The Commission believes that to prepare teachers ade-
quately to meet the demands of society today four years be-
yond the basic education provided in the secondary school is
necessary. Anything less than this is merely an expedient
measure.

The Report recommends the setting up of a Board of
Teacher Education, with equal representation from the Uni-
versity. the Department of Education and the Newfoundland
Teachers' Association. This Board should keep matters relating
to teacher education under constant study and review.

There should be a considerable expansion of the Faculty
of Education. Departments should be created within the fa-
culty. There should be enough staff members for some to have
special involvement in graduate teaching, research. in-service,
field work, writing. Seminars and institutes for credit or up-
grading of already formally qualified teachers would be valua-
ble.

The present six-week summer course for teachers is strong-
ly condemned. It is not part of the established program for
teacher education and admits uncertified, unqualified people
into the classrooms in the guise of teachers. This makeshift
means should be abolished as quickly as possible. The Univer-
sity should he the sole administrator of teacher education
summer or winter.
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School Curriculum

The Commission's basic criticism of the school curriculum
is that it is text-book centred and lays far too great stress on
the memorization of facts. Students should gain an under-
standing of ideas and principles which would lead to critical
analysis and judgment. It is necessary to know the structure
of a subject so that the facts may become meaningful.

Universal education to at least the end of high school
should be provided. This means a curriculum capable of devel-
oping the potentialities and aptitudes of all students. Diversifi-
cation is essential. College-bound students are not the only
concern. A restricted academic program is woefully inadequate
today. The Commission studied programs in Ontario and
British Columbia where different "streams" of education are
provided.

The Commissioners made detailed recommendations for
the basic subjects in the elementary school curriculum: language
arts, mathematics, social studies, science, foreign languages,
health and physical education, fine arts. They place the stress
throughout on comprehension of the fundamental ideas in-
volved in the subject matter, on oral expression, on ability to
reason. on the encouragement of curiosity, originality, respect
for truth, on problem-solving, observation and experimentation.
Teachers need more understanding of modern teaching methods,
more access to technological aids and a better grasp of new
knowledge and new approaches in the subject fields.

The high school curriculum should be more flexible to
meet the diverse needs and abilities of students, but a water-
tight "two stream" system is not advocated. Promotion should
be by courses rather than by grades. All subjects should have a
first, second and third year level. Basic subjects taken by all
students English language, English literature, history, science,
mathematics should be carried on at an A (Advanced)
level and 0 (Ordinary) level. The A-level courses should
approximate the present matriculation course or be of a
slightly higher standard, while the 0-level courses should cater
to students not capable of the advanced work or who did not
require matriculation credit. There should be provision for inter-
change between A and 0 as a result of student achievement.
The remainder of the curriculum should be divided between
restricted and open subjects. Restricted subjects should demand
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previous performance or evidence of ability on the part of the
student. Open options should include general science, home
economics, music, art, and industrial arts.

In the basic subjects and the restricted options, students
should be in classes composed of their academic peers. But
there shou!kt be some subjects in which students of all levels
would join.

A terminal course leading directly to employment at the
end of Grade X or XI is needed. This should offer the widest
possible general education as well as some vocational training.
High schools with limited vocational facilities should be con-
structed in centres of population where there is no vocational
school.

It is clear that the program outlined by the Commission
could be carried on only in large high schools. The emphasis on
science laboratories, language laboratories, wide choice of text
books, improved library facilities, argues extensive consolida-
tion of school districts and schools. The recommendations
would entail the expansion and reorganization of the Curric-
ulum Branch of the Department of Education. Subject com-
mittees have already been formed to undertake major revisions,
and it is urged that full-time subject area consultants be
appointed to work with these committees. When the work is
done, the Department should employ a small number of out-
standing educators to study details of the courses.

Religious Education

It is agreed that religious education should be given along
denominational lines. Each denomination should set up a
committee composed of professional educators and clergy to
determine the aims of the courses and to keep the curriculum
content under review. A syllabus to satisfy a number of denom-
inations would be desirable, if it is possible. It is not necessary
to endanger the education of large numbers of children in order
to provide instruction in religion. Children can be segregated
for religious training and intermingled for the remaining classes.
Fragmentation on the basis of denominations must be avoided.
With proper safeguards written into law, denominations should
not hesitate to co-operate.
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Co-curricular Activities

Student activities outside regular classes have been neglected
in many Newfoundland schools. Many students must leave im-
mediately after closing to perform home duties. Facilities are
not adequate, or do not exist, and teachers have little training in
helping to organize recreational and cultural programs. But such
activities are important in the development of the student. They
should be sponsored by competent and sympathetic teachers,
student-planned and directed.

Sex Education
The work of the school should supplement that of the

home and the church. The school should provide the neces-
sary biological knowledge through properly qualified teachers.
A committee should be appointed by the Department of
Education to discuss the objectives of such a program. Educa-
tion, health, the teaching profession, the medical profession
and the churches should be represented on the Committee.
Public Examinations

Public examinations in Newfoundland have both defenders
and critics. In an elaborate system of consultation, Grade XI
examinations are set by the Atlantic Provinces Examining Board
and marked in Nova Scotia by panels which include represent-
atives from Newfoundland. Grades IX and X are set by a panel
on which are represented teachers, Memorial University and the
Department of Education. Papers are marked locally by panels
of senior high school teachers.

It is argued that public examinations encourage a student
to organize his work throughout the year,. act as an Incentive to
achievement, and guaranty uniformity of standards. But the
case made against them is a strong one. They place the emphasis
on learning by rote, perpetuate the text-book approach, and
encourage teachers to "coach pupils for examinations". The
similarity of answers on examination papers indicates slavish
preparation. The wide inconsistency in marks from year to year
makes it clear that: there is inconsistency in the level of diffi-
culty of papers, inconsistency in the level of achievement
demanded by readers, inconsistency of policy or lack of it
in "scaling" marks.

The Commission believes that the system tends to prevent
the adaptation of the curriculum to local needs and that it
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negates the art and profession of teaching. Nevertheless, it con-
cldes that Newfoundland is not ready for the abolition of
external examinations. The level of teaOer qualification, small
schools, tnelrre resources of manv boards. dearth of adequate
administrators, department heads and subject consultants i;:le
it impossible for schools to assume individual responsibility. In
some areas, there is no practical alternative to centralized
control of curriculum and standards of achievement.

It should be the goal of education administration to
change these conditions so that controls might be relaxed. The
end to be achieved is that all questions of professional practice
should be decided by the teacher in the classroom.

Schools in some urban centres are administered by boaids
of outstanding competence. Such schools should 1w accorded a
degree of independence in matters of examinations. But these
functions 511001(1 mot 1w transferred to schools that are unqual-
ified by administration. staff. program facilities and equipment.

Accrediting Agency should be set up to establish the
competence of individual boards to handle examinations. That
a system. of local independence cannot be applied throughout
the province should not mean that it is not applied at all.

It is recommended that the marking of Grade XI examina-
tions should 1w done in Newfoundland.

Scientific methods must be used to determine what
changes, if any, have occurred in student achievements during a
period of years if the scaling of marks is to be effective. The
danger is that scaling is used on a basis of expediency.

Scholarships in Grades X and XI should be based on
special examinations for the purpose and not on the regular
public examinations.

The Commission concludes that the present inequality in
education is the real villain and not the system of public examin-
ations.

18



MI NOR ITY R EPORT

The It (port of the Commission was signed by all its e-
bers. However, three Commissioners signed with reservations
concerning certain parts of the Chapter dealing with th,
reorganization of the Department of Education. They outlined
these reservations in the form of a Minority Report.

The three Commissioners agree that inherent in the
Denominational System are defects that prejudice the educa-
tional opportunities of certain groups of children in certain
geographical areas. They note with satisfaction that all recog-
nized denominations have publicly stated their willingness to
co- operate with each other to eliminate small schools and to
share many facilities.

They take issue, however, with the proposal that the rep-
resentatives of the churches be moved out of the Department of
Education and the role of the churches relegated to individual
advisory groups. The right of parents to educate their children
in the faiths of their choosing is both guaranteed by long
tradition and safeguarded by law. To tamper with this tradi-
tional right of the churches in Newfoundland. this right to
formulate the policy for education. is to open the door for
complete secular education.

The three Commissioners argue that the set-up, rather than
the personnel, of the Council of Education is the cause of the
administrative weaknesses that have been detrimental to the
advancement of education. They recommend that the work of
the Council come under close scrutiny. It should continue its
policy-making function but should be relieved of many of the
areas of administrative responsibility. Representatives on the
Council appointed by the churches should be highly qualified in
the teaching profession and have considerable length of
practical experience. The modernizing of the Department of
Education can take place within the framework of existing
legislation.
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SU NI MAR

In Volume 2 of its Report, the Commission outlines the
rote of the new Divisions and Branches of Divisions it recom-
mends in its plan for the reorganization of the Department of
Education. It describes the services it believes must be devel-
oped if the proposals of Volume I are to he carried out. It
stresses that the fundamental requirement throughout the
system is the acceptance of change.

Organization of Pupils and Teachers

Tlw Commission studied some of the newer methods
of school organization: the non-graded system, promotion
by subject rather than by grade, and team teaching. It con-
sidered the contention that the traditional method of advancing
pupils through the school in lock step makes no adequate
provision for individual differences in the ability to learn,
or differences in interests, aptitudes and needs. The newer
structures, it is argued, encourage continuous progress for the
child. If he is not profiting from his present position in the
school. hr can he moved horizontally instead of being obliged
to repeat or skip a grade.. reasonable balance between success
and failure can hr achieved in the child's school life. The com-
mission concluded that the non-graded system has much merit.
To achieve .it, several conditions must be met: relatively small
classes, a wide range of instructional material (including library
resources and standardized tests), additional supervisory and
specialist help, and a favourable attitude and adequate prepa-
ration on the part of teachers.

The province has had some very limited experience with
promotion by subject. In the experiment carried out in
1965.66, students who were promoted in the individual
subjects they had passed accomplished more in the year than
those who repeated all subjects. The Commission believes that
the plan had many advantages.

Commissioners were impressed with the potential of tram
teaching. It would appear to provide a better use of specialist
knowledge and skills among teachers, and give pupils an oppor-
tunity to learn from sharing with each other in small groups and
by pursuing individual enquiry. as well as from lectures.
Teachers would gain much from each other through co-
operative planning and classroom teaching. It was recognized
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that effective team teaching requires a good deal of equipment
(films, tapes, records, etc.), and flexibility on the part of
teachers.

The Commissioners would like to see the educators of the
province experiment with these new methods and organi-
zational patterns. The Department of Education should set up
well-designed pilot projects and encourage teachers and prin-
cipals to try new approaches.

Education of Handicapped and Gifted.Children

The Commission has recommended that the Department
of Education make itself responsible for the education of all
educable children, including the handicapped. In its plan for the
reorganization of the Department, it proposed the establish-
ment of a Special Education Branch, staffed by a director and
various consultants. It also suggested that an advisory com-
mittee on special education be appointed and that Memorial
University, through its Faculty of Educafion, extend its pro-
gram to train teachers for this work.

Special educational services are proposed for: the mentally
handicapped, the blind and partially blind, deaf and partially
deaf, physically handicapped, emotionally disturbed, socially
deprived, those with speech defects, multiple handicaps, and
for specially gifted children.

For dealing with exceptional children, the CommisSion
recommends that the province be divided into six regions, and
that a supervisor, responsible to the Director of Special Edu-
cation. be appointed for each region to give leadership in the
development of appropriate programs.

A major need is to recruit and train specialist personnel to
keep step with the overall development of special education for
the handicapped. It is proposed that bursaries and scholarships
be provided to enable those interested to undertake the neces-
sary training as teachers, social workers, speech therapists, etc.
The Department of Education should maintain a register of
handicapped children to provide liaison with the various
associations and agencies concerned.

The Commission proposes that regular schools be so
constructed or adapted that they can accept physically handi-
capped children. A special residential school should be estab-
lished for the severely- handicapped. Where Custodial care is
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required, the major responsibility should be assigned to the
Department of Health.

Guidance Services

The nature of present day society and the complexity of
the school system make student guidance essential. The task
of building a career and solving personal problems is more
difficult today than ever before. It would appear that educa-
tors in the province agree that such services r needed.

As part of the reorganization of the Department of Educa-
tion, the Commission recommends the creation of a Pupil
Personnel Services Branch, to include on its staff a Director
of Guidance. It also proposes the development of a diploma
course and a Master's degree program at Memorial University
to meet the need for trained guidance staff.

What is required is a long-range plan to provide a compre-
hensive guidance program for all children in the province. This
should include in its services: counselling, testing, information
and follow-up. A supervisor of guidance should be appointed
for each of the six regions defined for the purposes of special
education. The objective should be one school counsellor for
every 300 high school or junior high school students. One
£pecialist may serve more pupils in elementary school.

Because he is in constant contact with students, the func-
tion of the classroom teacher is an important one. But there is
urgent need for more specialists who can devote full time to
guidance. Such specialists should be regular members of the
staff in large schools or assigned to consolidated school boards
to serve a number of smaller schools. An effective guidance
program requires a team of workers, including administrators,
teachers, school health personnel, specialists in psychology and
psychiatry, and, most important, the support of the school
principal.

Library Services
On the basis of the submissions it received, the Commission

concludes there is widespread recognition of the value of school
libraries. But it finds that services and facilities in the province
are far below minimum standards. After visiting many of the
schools, it questions whether teachers and school boards con-
sider libraries an essential part of the educational program. In
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1964-65, just over 37% of schools failed to take advantage of
the existing library grant.

Using the findings of a recently completed survey of high
school libraries, the Commission documents the sub-standard
conditions in the province. Probably not more than 10% of
schools have separate libraries functioning as such. In the great
majority of these, book collections are poor both in size and
range of content, and equipment and facilities are inadequate
for the purpose. Of the 184 schools surveyed, only 21 employ
a librarian and of these only three were full-time. In 1962-63,
no school library in Newfoundland had a professional librarian
on its staff.

The Commission traces the story of public libraries in the
province since the introduction of the regional library system
in 1942. The library system today is made up of regional
libraries which serve larger towns and their surrounding villages,
and branch libraries which serve only the community in which
they are situated. Of the 54 libraries functioning in 1966, 38
were regional and 16 branch. About 200 additional centres were
given minimal service through deposit stations. About 600
communities have no service at all.

Financial support comes from the provincial government.
Under present legislation. municipal governments have no
financial obligations toward libraries. Support is much below
the Canadian Library Association's minimum standard of $2.00
per capita. In 1965 Newfoundland spent only 50i per capita of
population on libraries. The grant for 1967-68 has been in-
creased to slightly over $1.00 per capita. The book collection
does not begin to reach the Association's standard of two books
per capita in communities of less than 100,000. There are fewer
than 350.000 volumes in the combined services. In 1966 there
were three professional librarians in the public library service.
There have never been more than five in the system.

The Commission recommended the establishment of a
Libraries Branch in the Department of Education. staffed by a
Director of Libraries and a Supervisor of School Libraries. And
it called for an immediate program to train teacher-librarians.

The province should be divided into six regions, each to
have a regional libraries headquarters and its own regional
libraries board. A regional librarian should be appointed for
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each area to work under the Director of Libraries, assisted by
an adequate professional and clerical staff. Grants to public
libraries should be increased to $2.00 per capita for 1968-69
and further increased by 50i per capita per year until Associa-
tion standards are met.

Each elementary and secondary school with an enrolment
of 150 or more students should be required to maintain a
centralized library. Each school with 250 pupils or more should
appoint a full-time librarian who has had some professional
training. Smaller schools should appoint a part-time teacher-
librarian.

Each consolidated school district, in co-operation with
regional libraries headquarters and the Libraries Branch of the
Department, should develop a 10-year plan for upgrading its
school libraries to meet the standards suggested by the Can-
adian School Library Association.

The Commission is under no impression that the standards
it proposes can be reached all at once. It sees them as the goal
of a long-term plan. But work on the plan must begin immed-
iately.

Technology and Education
The Commission examines the results of recent research

on the advantages and limitations of the devices now widely
used in the "technological revolution in education": slides,
filmstrips, films, models, radio, recordings, television, teaching
machines, language laboratories, and computers. There appears
to be wide agreement that, wisely used, these devices co.ctribute
significantly to a teacher's performance and provide a better
quality education for all students. It is noted, however, that
some educators question the extended use of technology to
solve instructional problems. They believe that this will de-
humanize education, degrade or replace the teacher, while there
is as yet no proof that the new media will improve the quality
of education.

Educational television receives the weight of attention.
Among its advantages are listed: (1) enriches the school pro-
gram by bringing educational experiences otherwise not avail-
able? (2) 'alleviates the shortage of teachers in such areas as
languages and sciences; (3) brings a wider range of teaching
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materials to the classroom; (4) promotes the professional growth
of teachers through in-service educational programs; (5) pro-
vides increased use of top quality teachers; (6) makes it possible
to use materials at the time and speed required; (7) open-circuit
TV can provide cultural and recreational programs to the
community as a whole.

The Commission also notes the most frequently advanced
criticisms of educational television: (I) eliminates direct contact
with the student; (2) may kill initiative arid encourage passivity;
(3) cannot tic easily correlated with the particular program the
teacher has designed', (4) may induce visual fatigue and nervous
tension; (5) many schools not designed for its use; (6) replaces
the classroom teacher. Commissioners are convinced that many
of these stated limitations are based on a complete misunder-
standing of the nature of educational television.

ETV has been slow to develop in Canada. The reasons
often suggested include: (1) inadequate financial support.,
(2) unimaginative and unskilled programming and production:.
(3) lack of understanding of the potential; (4) the conservative
nature of educators.

The Report provides an account of the use made of tele-
vision in the educational systems of the various provinces.
Experience in Newfoundland has been limited to an experiment
carried on in one area during an epidemic which closed the
schools.

The Commissioners collected data on the availability of
audio-visual aids in the schools of Newfoundland. Studies were
carried out to learn how many schools in the various categories
possessed specific aids: radios, projectors, tape recorders, record
players. With the exception of large elementary schools and
regional high schools, percentages were extremely low. In small
schools of up to five rooms, such aids were almost non-existent.
The Commission believes that future facilities in Newfoundland
schools should include television, radio, disc recordings, video
and audio tape recordings, films and slides, and models.

In its Chapter on the Department of Education. the Com-
mission recommends the establishment of an Audio-Visual
Branch, containing supervisors of audio-visual aids, school
broadcasts and educational television. It also proposes that an
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Advisory Committee on Instructional Technology be set up
and that the Committee prepare a long-range plan for the ex-
pansion of audio-visual education in the province. A centre
for instructional materials should be establ;shed in each of the
six regions defined earlier. The Department of Education should
appoint a consultant on instructional materials in each region to
supervise the operations of the centre and provide school boards
and schools with information and guidance. Large boards and
schools, however, should themselves develop the instructional
materials of the highest value to their teachers. School buildings
should be planned with a view to making effective use of in-
structional technology.

The Commission is convinced that the success or failure of
the new media in the schools largely depends on the attitude
and preparation of the classroom teacher. For this reason, it
recommends that the Faculty of Education at Memorial Uni-
versity offer credit and non-credit courses in audio-visual
education.

School Supervision
A theme which runs through the Report is the Commis-

sion's concern for the development of leadership within the
educational system. The role of the supervisor in 'improving the
quality of teaching and learning is seen as vital. The main func-
tions of supervisor are considered to be:

consultation: to make available to teachers a wide variety
of consultative services to help increase
their knowledge of both subject matter and
teaching methods.

motivation: to stimulate teachers to do better work
evaluation: to assess the educational program as a

whole and the performance of the indi-
vidual teacher.

program
development: to initiate improvement in the curriculum.

Under the present policy. different aspects of the super-
visory function are carried out by: school principals, supervising
principals, board supervisors, supervising inspectors, and assis-
tant superintendents of education. The system is both cumber-
some and ineffective.
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The Commission points to several weaknesses. A basic
difficulty is that each supervisor must discuss professional
matters with the various denominational superintendents, al-
though the Deputy Minister is his administrative superior,
makes all decisions concerning his employment, and is the
person to whom he reports. There is no authority vested in
the supervisor and there are no clear-cut lines of authority
through which he can see that his recommendations are fol-
lowed. His reports are merely suggestions to the superintendents
involved and the school boards.

The status of the supervisor has been reduced by the
placing of the regional high schools in his district under the care
of the supervising principal and his assistant. The supervisor is
left to deal with the many small schools in the area, staffed with
the least experienced and most poorly trained teachers. This is
a heavy load. And it means that the supervisor loses professional
contact with the better, more experienced teachers in his
district. Ile is poorly paid, lacks office space and facilities, is
burdened with clerical work, and conscious of his inferior
position in the system.

The Commission's recommendation for larger administra-
tive districts would result in both a centralization and a de-
centralization of educational administration in the province.
There should be a decentralization of authority from the
Department of Education to large consolidated boards, and a
centralization of authority locally in these boards.

The overall responsibility for the conduct of schools should
rest with the consolidated board and the director of education
employed by the board. The director should provide leadership
in planning and evaluating the educational program and should
develoR and implement a program of supervision in its broadest
meaning. Ile should have a staff of specialists and clerical
personnel, its size to depend on the enrolment in the district.
He should also be assisted by a business manager responsible
for budgeting, purchasing, property management, and other
business matters.

The Commission favours a unitary-control plan, with the
business manager, the various supervisors and consultants, and
the school principals reporting directly or indirectly to the
director who is the chief executive officer of the board.
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The goal is to make each school unit of a sufficient size to
permit the appointment of a principal who will be employed
full-time in an administrative and supervisory capacity. The
principal will have responsibility for program development at
the school level and will work with the director in evaluating
the program.

The Commission recommends the appointment of a Chief
Supervisor in its proposals for the reorganization of the Depart-
ment. It believes that the supervisory staff should include six
regional supervisors who will carry out chiefly inspectoral
duties. They would report on the efficiency of each school
system to the Chief Supervisor, and provide expert advice for
the directors of education. Each regional supervisor should have
a central office and adequate clerical assistance. Salaries in the
supervisory services should be commensurate with leadership
responsibilities.

The Commission sees the lack of qualified people as the
chief obstacle to the implementation of its plan for supervision.
It is convinced that immediate action must be taken to discover
the most able young people in the profession and train them
for effective leadership. Grants may have to be provided for
training outside the province. But it is proposed that the
Faculty of Education at Memorial University expand its
graduate program to meet the need.

School Transportation

The Commission arranged for a special study of the school
bus situation in the province. With the growth of regional and
central high schools, and with the service extended to some
small all-grade and elementary schools, the size and cost of the
total operation has risen greatly in the past ten years. In 1965-
66, 14,600 students were transported at a cost of over
$1,188,000.

Information received in answers to a lengthy question-
naire sent to all school boards is disturbing in several ways. A
very wide range in the unit cost of pupil transportation in bus
contracts is disclosed, but no apparent basis for the variations in
charge. Considerable duplication in service is found resulting
from the presence of schools of different denominations in an
area. Safety precautions are judged to be most inadequate, both
as to inspection of vehicles and policies or.lack of them - in the
selection and training of bus drivers. Commissioners gained the
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impression that there is far too little concern about practices
followed in the operation of bus services.

School buses in the province are privately owned and con-
tracted to school boards. The Commission takes no firm stand
in the long argument concerning the relative merits of private
and board ownership. It notes, however, that co-curricular
activities are greatly handicapped because contracts do not
place the bus arid driver at the disposal of the schools at off-
hours. There is some evidence that if a school system is large
enough to use a minimum of 10 buses, a board can operate as
cheaply as a private contractor. Should Commission recom-
mendations for board consolidation be implemented, it is
suggested that a detailed study be made of the issue of bus
ownership.

The Commission recommends that the bus operation be
consolidated at the Department of Education under a Director
of School Transportation who would have authority to system.
ize the whole enterprise in the province. Present bus transpor-
tation regulations should be amended to guarantee proper
inspection of buses and proper selection, training, and periodic
examination of drivers. It is proposed that a handbook be pre-
pared and widely distributed outlining the responsibilities of
the Department of Education, school boards, principals, teach-
ers, pupils, bus drivers and parents in the matter of school
transportation.

School Buildings, Facilities and Maintenance

The Commissioners visited schools throughout the prov-
ince and also gained much information from a survey conducted
in 1965 by the provincial Department of Health. From 35% to
45% of schools were found to have major defects, such as
leaking roofs, unsatisfactory lighting, poor ventilation, and
inadequate heating. Isolation and the difficulty of introducing
new ideas to remote areas are seen to be at the root of the
situation.

At present the Department of Education has no regula-
tions for school construction, no building code and no formulae
for estimating costs. The Commission is convinced that if
millions are to be spent on school construction some machinery
should exist for making sure that full value is received for the
money. If Commission recommendations are carried out for the
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broadening of curriculums and the introduction of new teach-
ing methods, it will become necessary for principals and other
professional educators to have a large part in the planning of
future schools.

The Commission sets down some guidelines which it hopes
will be useful to those charged with the responsibility of com-
piling a school building manual. It makes specific recommenda-
tions in the following aspects of school construction: the school
site, heating, plumbing, lighting, ventilation, acoustics, fire
safety, specialized equipment and classrooms, recreational facil-
ities and school cafeterias.

The main point made is that there should be careful and
systematic planning by board and staff to make sure that
money is well spent, that all essential facilities are provided and
that buildings are flexible and adaptable enough to meet
unforeseen changes in the educational program.

The Commission recommends the establishment of a
School Building Planning Committee in each consolidated dis-
trict. These committees should make recommendations for the
location, structure, renovation and repair of school buildings.
They should seek expert advice from local architects and the
staff of the School Design and Construction Branch of the
Department.

The development of a school building manual for distribu-
tion to school boards and those associated with school planning
is seen as essential. The School Design and Construction Branch
should promote a limited number of experiments in school
design each year to be linked with research in new teaching aids
and new curriculum.

It should alsQ make available to school boards a selection
of "standard plans" for schools up to ten classrooms.

The Commission urges that more attention be given to
school maintenance, particularly in smaller communities. It
recommends that consolidated school boards develop a .pro-
gram for maintenance for all schools in their districts in accord-
ance with the standards suggested in the school building manual.
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Research and Education
Educational systems everywhere face complex and persis-

tent problems. Developments in society, the technological
revolution and the rapid growth in knowledge make it necessary
for the school to prepare children for a future that is largely
unknown. The question is what changes must be made in
education to meet the changes in society. how can educators
bring about desirable change? Answers can be found only
through orderly and continuous research. The whole educa-
tional system must be constantly evaluated and improved if it
is to meet the challenge of the times. Several kinds of research
are necessary to educational progress: fundamental research
to expand the frontiers of knowledge without major concern
for the social use of its discoveries; applied research to evaluate
present practice arid improve it; experimental projects in labor-
atories or special classes; field projects in regular classes.

Educational research has been deficient in Newfoundland
for several reasons: a severe shortage of adequately trained
research workers in the field; indifference, if not hostility to re-
search on the part of many educators; lack of financial support.

The Commission is convinced that a special research and
development organization is necessary in the province to initiate
and assist in the process of innovation in education. Such an
Institute should be independent both of the Faculty of Educa-
tion and the Department of Education. It should be governed
by a Board representative of these and other concerned bodies.
The Commission regards this independence as most important.
A research organization whose function it is to examine major
problems must be neither a supporter nor an opponent of the
status quo. The Institute should operate through a full-time
staff, part4ime research workers and research assistants.

The provincial government has already designated $100,000
for educational research. The initial grant should be raised to
$200,000 and the amount should be increased until the provin-
cial contribution approaches 1% of the total expenditure on
education. Contributions may also be expected from the federal
government, foundations, business and industry, education
organizations and agencies. The Institute should concentrate
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on: surveys for policy-making, educational testing, forecasts
for planning, experimental and developmental work, field
projects and the dissemination of its materials. The Institute
would co-operate with bodies conducting research in other
provinces. It would compile a complete record of research being
done by others and would make reports and summaries available
to local educators.

Further Education
The Commission subscribes to the view that education

must now be thought of as a life-long process. Knowledge and
technology have expanded to such a degree in the past few
years, and life has become so much more complex socially,
politically, economically and morally that elementary and
secondary education can proVide no more than a foundation.
Further education must build on that foundation. "Further
education" is used in the Report to mean all education provided
outside the regular elementary and secondary school system.

The Commission looked at the activities of major institu-
tions of further education in the province: Memorial University,
the College of Trades and Technology, and the College of
Fisheries. But it directed its major effort to a study of the
development of the community college across Canada. It
examined the varying structures and purposes of these post-
secondary institutions in British Columbia, Alberta, Ontario
and Quebec. As a result of this investigation, the Commission
is convinced that the two-year regional college, adapted to
local needs, is the best means of assuring an adequate program
of further education in the province.

This conclusion was based on the following considerations.
The failure rates in the first and second year at Memorial
University are higher than at any other Canadian university.
Apparently this situation is caused by: (1) inadequate prepara-
tion of students in basic subject areas; (2) transition from the
small high school to the university; (3) registration of students
in courses for which they have neither interest nor ability;
(4) immaturity of students. The problem is seen to be one of
providing quality educational programs for those seeking post-
secondary education who do not have the ability or desire to
do a university degree, or who wish to do vocational training,
and for adults who want to continue their education in leisure
time.

33



The recommendation is that the provision of further
education should be organized on the !)asis of the six provincial
regions already defined. A two-year college (or colleges) should
be established in each region to serve one or more of the follow-
ing functions: (a) to provide a program for students who have
the qualifications and desire to transfer to university after two
years; (b) terminal courses for those who wish to continue
their general education for two years beyond high school;
(c) terminal courses in vocational education; (d) continuing
education for adults.

The program offered in the college should be determined
...)y local needs. The Commission suggests that colleges in St.
John's should carry the transfer, the general terminal and the
continuing education programs. A college recommended for the
West coast (Corner Brook and Stephenville) should carry all
four courses. At present colleges in the four remaining regions
should provide the three other courses, but should not under-
take the transfer programs.

Colleges giving the university transfer course must be
affiliated with Memorial University, and the staff appointed
to teach such courses in the regional colleges should be approved
by the University. Most degree programs should require three
years at the University in addition to the two years at the
regional college.

The Commission would like to see one campus established
for the College of Trades and Technology and the College of
Fisheries. A pattern for this might be seen in the Colleges of
Applied Arts and Technology in Ontario.

School boards, in collaboration with the Department of
Education. should feel themselves responsible for offering all
adults the opportunity to complete their elementary and
secondary education. Schools should be made available for
educational and recreational use after school hours.

A detailed study should be undertaken to determine the
feasibility of establishing a residential adult education centre
at Harmon Field.
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Financing Education

In this section, the Commission expresses its educational
objectives in concrete financial terms.

The Report provides a brief account of the financing of
education since the principle of equalization was incorporated,
during the 19'..:0's, into programs of state support for education
in the United States. This marked the introduction of the now
widely accepted concept of the "foundation" program in school
systems. It was pointed out that Newfoundland still has not a
foundation program which includes a systematic provincial-local
partnership.

The Commission examines past and present methods of
supporting education in the province. Newfoundland school
boards depend very largely on provincial support and to a very
small extent on local taxation. In 1964. 86.6% of school fi-
nancing came in the form of provincial grants, 1.8% from local
taxation, 4.6% from fees, and 7% from other sources. This pro-
vincial-local relationship is entirely out of line with practice in
other provinces. Prince Edward Island, with 55.8% of its educa-
tional financing coming directly from its provincial government
and 42.1% from local taxation. constitutes the closest approach
in Canada to the Newfoundland situation.

The key to ILewfoundland's special position is to be found
in the historical concern of Newfoundlanders for the ownership
of property and the fact that, in consequence, property taxa-
tion has developed to a very limited extent in the province.

The Report draws three conclusions:

1) It would not be a great step financially for the prov-
ince to absorb the complete costs of public elementary and
secondary education.

2) The non-utilization of the property tax in support of
education means that the province will have to impose substan-
tially higher taxes in other fields if the program recommended
by the Commission is to be implemented.

3) Under the present financial system, it is going to be
very difficult to develop a systematic equitable basis of local
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support for either a basic uniform program or for supplements
to such a program.

Directions in Other Provinces

Following a detailed study of financing methods in other
provinces, the Commission concludes that the similarities in
their present approaches are more significant than the differ-
ences. Several features of these programs have a bearing on the
situation facing Newfoundland.

1) All nine provinces have moved or are moving toward
larger units of school administration and the development of
better administrative apparatus in their Departments of Edu-
cation.

2) All, in varying degrees, are developing a more system-
atic budgetary process, including contfols and auditing, at all
levels.

3) All are striving to provide a minimum program
throughout the province, variously called a "foundation",
"basic" or "assigned" program.

4) All continue to use real property as a inajg source of
financial support for the public educational program.

5) All provide, in varying degrees, for equalizing the
local tax burden in support of the foundation program.

6) Sonic provinces are still disposed to regard capital
expenditures as primarily a local responsibility; but there is a
growing tendency to consider them in a similar way to opera-
ting expenditures for purposes of equalization.

7) All provinces permit or encourage local supplements
to the foundation program at local expense.

Statement of Principles

The Commission drew up a list of basic principles from
which its specific recommendations flow:

I) It is the responsibility of the provincial government
to see that a high standard of elementary and secondary educa-
tion is available to all children in the province. The level and
quality of education cannot he left to depend on the economic
circumstances of a local community. If the province does not
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have the financial resources then it is the responsibility of the
federal government to see that these resources are made avail-
able.

2) The plan for financial support should provide oppor-
tunity and encouragement for the development of a degree of
local responsibility in education.

3) The financial program should assure reasonable eq-
uity for all taxpayers of the province.

4) Financial provisions should encourage efficient organ-
ization and operation of school districts and schools.

5) The program should emphasize continuous evaluation
and long-range planning.

The Amount of Money

The Commission attempts projections of the amount of
money needed for elementary and secondary education if its
recommendations are implemented. It places the highest prior-
ity on its proposals for the reorganization of the Department of
Education and the consolidation of school boards. It realizes
that a long-term program of implementation will be necessary
for improving the qualifications of teachers, centralizing school
buildings, reducing pupil-teacher ratios and extending audio-
visual and library facilities. The rate at which its major recom-
mendations are implemented will be the major factor in deter-
mining the amount of money required for any one year in the
future.

A total of $42 million has been allocated by the provin-
cial government for elementary and secondary education in
1967-68. The Commission estimates that a total of $67 million
will be required in 1971-72 to cover the cost of existing pro-
grams formally approved and of new programs which should be
introduced in the projection period. This means an increase of
$25 million over the period. A portion of the funds for the
increase would result from normal increase in provincial reve-
nues, including increase in equalization payments from the fed-
eral government. The remaining portion must result from in-
creased rates of taxation in various provincial fields, the impo-
sition of new provincial taxes and possible borrowing for educa-
tional purposes by the provincial government.
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The Commission surveyed spending on education in other
provinces because it believed that this greatly affected New-
foundland. The province cannot hope to attract and retain
teachers unless it offers competitive salaries. It cannot develop
the full potential of its resources or generate industrial expan-
sion in competition with other provinces if it offers an inferior
educational program.

Data indicate that expenditures on elementary and second-
ary education in Newfoundland are considerably lower than the
national average in Canada.

The Commission makes it clear that it is not suggesting
the "national average" of expenditure on education as the ulti-
mate goal of Newfoundland. There should be an education pro-
gram at least as good as that in the wealthiest provinces.

Raising the Funds

The Commission does not feel that it should attempt to
instruct the government on raising the funds to implement the
program since the money it spends on education must come
from the common provincial pool, used to finance all provin-
cial services. Some guidance and comments are offered on a
few areas of particular relevance to education.

Property tax

1) A property tax would give the province another
major revenue source to help it meet the severe pressure on it to
finance its rapidly expanding services arid development pro-
grams.

2) A province-wide property tax base would provide the
logical source of revenue for financing local supplements to the
foundation program since it can readily be used within any
local boundaries.

The Commission admits that the property tax is not a par-
ticularly desirable one because it is not closely related to the
ability to pay as measured by income. But it estimates that this
tax would raise approximately $7 million additional money. To
raise a similar additional amount, the rates of existing taxes
would have to be increased enormously. The Commission con-
cludes that the provincial government must greatly extend the
use of the property tax in the province.
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Poll tax:

The fundamental objection to this tax is that it is inequita-
ble because the amount of the tax is fixed and therefore bears
more heavily on the poorer taxpayer than the richer. The prac-
tical objection is that the tax is extensively evaded. The Com-
mission believes that limited use only should be made of the
poll tax as a source of revenue for education.

Other provincial revenue sources:

Consideration should be given to the possibility of extend.
ing tax bases, increasing tax rates, improving legislation to eiim-
inate unintended tax avoidance, and improving administration
to eliminate illegal evasion.

Revenue from the retail sales tax might be substantially
increased by extending it to retail services rather than confining
it to commodities. A comprehensive study should be made to
determine if rates of provincial taxes on corporate and personal
income should be increased.

Borrowing:

If the Commission recommendation that the government
assume complete responsibility for both capital and operating
costs of the foundation program is adopted, most borrowing
will be done by the provincial government on its own account.
To the extent that local borrowing is necessary, the Commission
commends the government's new practice of itself borrowing
all funds on the market and making them available to localities,
in this case, school districts.

The principle should be widely recognized that expenditure
on education is investment in "human capital". Once this is
acknowledged, long-term borrowing to finance educational
expenditures becomes legitimate.

The federal government as a source of revenue:
Newfoundland cannot provide an educational program

comparable to the national average without imposing much
heavier tax burdens on its citizens than citizens bear in wealthier
provinces. The provincial government should exert all its in-
fluence to persuade the federal government to increase its
equalization payments to enable low-income provinces to
provide a high level of service in vital areas such as education,
health and welfare.
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Three, federal agencies are examined as a. possdde source
of funds for education: The .Atlantic Development Board,
ARDA (The Agricultural and Rural Development Act), and
FRED (Fund for Rural Econinnic Deelpmeut).

The ConUnission is :convinced that improVement in the
level Of education is a baSic inc,redient in fulfilliu!, the pur-'
poses of all three bodies. NeVertheless, the Atlantic Develop-,
Merit 13oard apPearS to he the one agency likely to allocate
hinds fear education. AR DA and' FRED arc aware
or the t>onornie importance of education:hut .e.) far ut' assist.
:inc: to education has bees! ;,wanted iii' federal rural economic
di:,yelopment prograins. cons.truction has been
part or a total Ale DA program.: ?be proYincial aoYernment
incolecd had paid for that.segment of the operation. The Coiti

lop:ever; that if funds couldjee obtained from
the A licviqopinent lloaid, 'requests t-.) .ARDA
concei%atd tie ranted.

DistributinLi,the Funds
Attention was given to the int!qualities in expenditure

education the province. hi 34 scieetecVdistricts.
19604ii, eXpenditurcs per pupil in average:Ydaity attendance
varied sharply: !from $108,45 to $215.23 in urban districts:
froM S80.15 to $125.74 in urban rural districts; frorn$54.1,1
to $96M4 in rural districts; and from $54.1 ,1t6 $213.34 Overall
for all: 31 districts. The answer:aPpears to he: Thai the poorer
cOnnininitie's cannot take toll advantage 'Of :the
grant sy'stem. A policy:Meant to produce. relati.,:e:equality,do.,
;no antic', that result.

Provincial funds arc available for all klistrieb.,lo hire the.
inivf iptalified teachers without. ,additional rcenties from
local. voitimunity. Such:teachers. hoWever. do not Want to'go
to ,il'ournitnitic., which.hick 'social,amenitie'4, even itU an equal
s,ilarc. arid' with the additional homes.

.

,I2..creeniage 'grams operat(- agaiii,:t the poor
conitninutV. Sharing with 'the province on a 60-.40 or a, :0-30
'basis may mean'eaiy participation fOr,sione districts. tinancial
hardships' iii others.. and impossible burdens in still 'others.

(.apital grants, are ba:ierl on fixed total annual grants
distributed aceoialing to deninninational population. They im a..
re trio building where it is most urventiv force
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boards to borrow funds against receipt of their share of grants
in the future. In 1962-63. total provincial and local expendi-
tures on capital costs were inure than double the province's
contribution. '['his indicates the burden of financing borne b
local school boards responsible. under the Education Act. fur
the building of schools. This method of distributing funds fur
construction should be replaced by a policy based on the needs
of all children in the province without regard for geographical
region or denominational affiliation.

A major reorganization of the grant system is needed to
meet the objectives of the Report, The following, are the main
proposals:

1) The provincial government -zhould assume full re-
sponsibility for financing a basic program of elementary and
secondary education throughout the province.

2) The foundation program regulations should contain
a set salary scale for teachers and administrators; amounts for
administration. maintenance and supplies based on a certain
rate per pupil or teacher, or a certain percentage of other
expenditures: amounts for transportation varying with the
number of pupils and types of roads; amounts for capital
costs according to a formula. worked out for the various classifi-
cations of schools.

3) Amounts, used in the foundation program should be
revised regularly:.

-1-) The foundation program should be financed by
general provincial revenues. A real property tax, to be col-
lected throughout the province on a uniform rate on equalized
assessment, would help provide funds for the foundation
prog,rafil.

5) A school board could provide supplements to the
foundation program by lcv ing additional la\ on its ratcpaers.
Supplements to the salary would not be permitted.

) Each consolidated school board should submit an
annual budget to the Department of Education for approval.
using, the scale of grants contained in the foundation program.

The Commission also stresses the importance of much
improved accounting practices in school boards and advocates
the engaging of competent. independent auditors.
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Priorities in Spending

The payment of maintenance stipends ("salaries") to
students in the upper years at Memorial University, and ul-
timately to all students, may be a laudable long-term goal,
but the Commission believes it is premature in the province's
present financial circumstances. This should be replaced by a
comprehensive program of scholarships, bursaries and loans.
It is also proposed that the $1.50 per pupil per month now
paid as a subsidy to parents should be discontinued and chan-
nelled in the proposed foundation program.

The Commission would like to see the province provide
a "one-time" grant to pay a portion of the debt boards have
incurred in constructing new schools.

Opportunities for Youth
In August of 1966, a Special Commission on Sports and

Youth Activities was appointed to carry out an investigation
into the problems of youth in the province with a view to
making recommendations to the government. In December
1966, the Commission presented an Interim Report dealing
primarily with sport and physical recreation. The activities of
the Special Commission have meant that the Royal Commission
on Education and Youth has confined itself chiefly to the
first section of its original task.

The Warren Commission, however, has some recommenda-
tions to make.

It proposes the establishment of a fifth major Division
in the Department of Education, the Division of Recreation
and Youth. This it suggests as preferable to the creation of a
Department of Youth in the provincial government. This
Division should be the liaison between the government and
the voluntary groups engaged in recreation, sport and youth
work. It should be responsible for the distribution of all govern-
ment grants in this field.

Regional directors of recreation and youth should be
appointed for each of the six regions recommended for other
educational purposes.

Wherever possible school facilities should be so planned
that community recreational and cultural use may be made
of them. Adequate policies as to the financing, supervision
and maintenance of these facilities should be worked out
by the school board and other groups concerned.
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